Introduction
One of the greatest challenges in the Scottish cultural policy sector involves providing evidence on cultural activity and demonstrating its links to current policy. The Scottish Household Survey (SHS) is a rich source of data for cultural information that provides a representative sample of participation and attendance of cultural activities within Scotland. It is one of the principle means of providing the evidence needed to show policy makers the importance of the cultural sector. This paper explores the Scottish Household Survey (SHS) and how useful it is as a policy tool. Exploring the SHS as a policy tool is especially important in the current Scottish context. In 2010 the Scottish Government began an internal review of the SHS. This review involved looking at current population surveys conducted and funded by the Scottish  To allow early detection of national trends;  To allow detailed follow-up surveys of sub-samples from the main survey sample, if required (Scottish Government, 2009b) .
The aims highlight the potential of the SHS to be a significant policy tool for many sectors. For culture in particular, the 'Culture and Sport' Module was added in 2007 as a large subsection within the SHS. The main publications around culture and sport include People and Culture in Scotland 2007 and , which were commissioned with the specific aim of informing Scottish cultural policy (Scottish Government, 2008a , 2009a , 2009b , 2009c . These highlighted the extent of Scottish adults' participation in cultural activities and events, showing its importance by highlighting that 72% of those surveyed had taken part in some form of cultural activity in the year (Scottish Government, 2009b . The SHS remains the main source of evidence used by the Scottish Government to analyse cultural services and inform cultural policy.
There is, however, a gap in analysis of the SHS as a key source of data for the cultural sector. Furthermore, critics in this sector already question the quality of cultural data and what help it can provide cultural services (Selwood, 2002; Madden, 2005; Belfiore & Bennet, 2007) . It is important to fill these gaps as the SHS constitutes the main source of information used by the Scottish Government to inform and shape its cultural policy. It is thus a potentially important tool in assessing the contribution of the cultural sector to the Scottish policy agenda. This section firstly examines what the main survey data tells us to help explore the extent to which the SHS is capable of insights for policy and cultural services.
The SHS Main Survey Data
This section outlines some reported and modified indicators of participation using SHS data from the main section of the survey. Examples of certain under-represented, socio-economic groups are used as they have been identified by the NPF. The examples below highlight significant effects on cultural participation when adjusting for certain activities. This helps to highlight what the SHS can tell us about the extent of cultural participation and attendance in Scotland that may be of interest to policymakers.
One of the main strengths of the SHS is its size compared to other studies, such as that conducted by the Scottish Arts Council, and has a more robust methodology 1 . As a whole, the SHS main section contains general information collected on all topics. The SHS 'Culture and Sport Module' is a subset of extra questions with greater detail on culture and sport (these are henceforth referred to as the 'main' section and the 'Module'). Broad and specific indicators 2 of cultural participation and attendance within the last 12 months (and how often these were undertaken) are recorded in the main section of the SHS (for more details of sampling please see note 1 at the end of this paper). This section concentrates on the headline statistics for participation, namely those that refer to participation in any activity. The full breakdown of these activities can be found in the main report to the SHS (Scottish Government 2009a, p.157, 166) where it can be seen that reading and cinema (the latter included in attendance data) are the largest response categories. The purpose of demonstrating these figures with the SHS data is to suggest how the SHS can be used by secondary data analysts (and policy makers) to clarify levels of participation, the third of the stated aims of the survey. However, the measure of participation in any activity may be misleading to policy makers if reading is considered a less important factor.
A series of outcome variables using the main SHS random adult sample are constructed in this paper as follows:
 Participation (excluding reading)
 Attendance (excluding cinema)
 Participation in multiple activities
 Attendance at multiple event types
In the main SHS report, the percentage participating in any cultural activity in the last 12 months is 67% for males and 77% for females (Scottish Government, 2009a) .
1 The SAC/Creative Scotland Taking Part survey is biennial and uses quota sampling method.
2 For participation, the cultural activities a respondent could select from are: reading for pleasure, dance, crafts, played instrument/written music, art/sculpture, photography, computer artworks/animation, performance with audience, written stories etc, film/video, other cultural activity or none.
for females. This firstly highlights that reading (and this includes newspapers, fiction and non-fiction) is the largest form of cultural participation in the UK. Also, reading is more prevalent among women as the difference between the participation figures for men and women are reduced when adjusted for reading. Smaller numbers participate in multiple activities, with 34% for men and 41% for women. The greater resilience of the female percentage following the introduction of these controls suggests females are more omnivorous in their cultural activities than males. The inverse relationship between age and cultural participation appears to strengthen when reading is removed from the list of activities included, as it does when multipleparticipation is included. The reported participation figure for over 75s is strongly influenced by reading or participation in a single activity (64% of over 75s participate in any activity, 24% participate in any activity excluding reading and 19% participate in multiple activities). The influence of the new outcomes when expressed by quintiles of the Scottish Index of Multiple Deprivation scale (SIMD) is fairly evenly distributed. This implies that participation (excluding reading) and participation in multiple activities are not differentially associated with SIMD 3 (see figure 3) . However, the negative association between participation (by any measure) and deprivation persists. It is possible that there are other dimensions which may be obscuring this, but from a simple two-way tabulation this is not apparent (for example different age structures within quintiles of SIMD). Another relevant indicator is rural and urban participation. Rural participation in cultural activities continues to be higher than urban participation using the new measures of participation, suggesting that people living in rural areas are more likely to participate (see figure 4) . were created before the outcomes-based approach was introduced.
The Scottish Governments aim was to simplify their goals and targets so that local authorities could have more freedom in creating their own local policies. Local authorities are free to outline their own local approaches as long as they can show they are feeding into the centralised vision outlined in the NPF. Perri (1996) shows examples of this type of outcomes-orientated government, where central government believe it is possible to integrate and focus policy networks to a central focus. This approach also shows an increase in 'steering' through policy decisions and less involvement in policy delivery, or 'rowing' (Osborne & Gaebler, 1992, p.20) . Rhodes (2000) points out that this top-down approach is a very difficult situation to control centrally. The Scottish Government is then taking an increased role in 'steering' rather than delivery through its outcomes-based approach. This is reflected more strongly through its agreements with local authorities that ensure that policy delivery is directed towards fulfilling the NPF. This increases the importance of providing robust evidence of policy delivery.
The new agreement between the Scottish Government and Scottish Local Authorities is set out in a Concordat agreement between the Scottish Government and CoSLA (see note 3 for more details at the end of the paper). This agreement includes the freedom to fulfil the NPF through local priorities, which are set out and agreed This integration of activities creates a more dynamic policy implementation process.
Ultimately, however, it is a top-down policy process based on rational choice (Pressman & Wildavsky, 1979; Hogwood & Gunn, 1984; Sabatier, 1986) . It is assumed that those taking action shall make the choices logically according to the benefits or losses involved. All action is presented as motivated by reason, for instrumental action (Scott, 2000) . It is also a more instrumental policy, where the value of culture must be shown through measurable targets and outcomes (Orr, 2008) .
This paper has already shown that culture is indeed linked to many topics that feature in the NPF. However, this information is very general. This is both a challenge and opportunity to those sectors, such as the cultural sector, that do not feature in higherpriorities within the NPF (details of this are below). The data needs to provide specific evidence that integrates culture into the National Performance Framework.
The current review of the SHS within the Scottish Government could provide the opportunity to cut out inadequate data to replace with new -outcomes focusedmeasures that would help build the evidence base for culture. More details are given in the next section in regards to where culture specifically sits within the Scottish Government agenda.
As already mentioned, outcomes for culture are integrated into all NPF outcomes.
The SHS has been shown to be able to provide high level links with education, health, SIMD, rural-urban divides and other measures. Information on cultural participation at a Scottish-level is particularly strong in the SHS. There is also a 'participation' target (although this refers to participation mainly in the labour market). However, more specifically within the NPF there is also a 'cultural participation' local outcome indicator, which is linked with National Outcome 13 "we take pride in a strong, fair and inclusive national identity" (Improvement Service, 2009 (Scottish Government, 2009b, p.6 ).
There are also two quality frameworks available for cultural services. National Framework is a challenge in its current form. To achieve a full picture at local level more linkage is needed with local measures.
The Culture and Sport Module Survey Data
The SHS main survey data contains generalised measures of cultural participation. The variables regarding more specific areas of culture (e.g. Museums and Galleries onwards) are somewhat clearer. The inclusion of the response "to see something to interest children" as a reason for attending Museums and Galleries is an example of a well thought-through response, as this has anticipated a potential reason which also concurs with something that a policy maker might be able to influence. As a consequence of this, this response links well with the section of the report and the variables devoted to childhood encouragement and early cultural exposure. Whilst there may be some issues regarding recall, there are clear patterns of association between childhood exposure to cultural activities and attendance and socio-economic characteristics. However, there are still difficulties in linking these to individual local authorities.
Local Authority Level Data in the Culture and Sport Module
Local Authority level information is published in the form of tables and charts available on the Scottish Government website 5 . This information is provided at local authority level by socio-economic variables. For the cultural information however, there is the issue of sparseness. Cell counts below 100 are not published for reasons of disclosure and potential identification of participants. Even if such data were to be published, the small size of the sub-samples would mean that confidence intervals around estimates would be large (i.e. a large degree of imprecision due to the increased probability of sampling error around estimates based upon small sample sizes). A means of working around this issue is to identify information at different levels and generalise based upon these findings. This can be summarised as follows:  Identify differences in the cultural indicators by local authority using the main survey data;
 Identify general differences in the outcome measures by socio-economic characteristics using the main survey data;  Identify differences in the socio-economic characteristics of local authorities using the main survey data.
This can then be referred to further information providing reasons (for Scotland as a whole) for or against participation, using evidence from the Module. This is a plausible solution but it is imprecise at the local authority level. It is possible to fit some multivariate models to the SHS local authority data if these summarise the differences in participation between local authorities. For example, Widdop and Cutts It is debateable whether national household surveys are suitable as a source of local authority information by local authority but there appears to be little alternative. In
England, work has been conducted by the DCMS via telephone interviews to investigate cultural participation by local authority. However, most estimation continues to use household surveys. In the policy context that was outlined above this is a particular issue. Local authorities, through the SOA's, set out local indicators for culture. These can be wide or specific to local areas. In both cases the SHS will be unable to offer any measurement or evaluation as to the success of these policy outcomes and indicators.
Lack of data on non-participants
The previous section also demonstrates the lack of information available on nonparticipants. This is another challenge within the policy context, which has consistently asked cultural services to target non-attendees as part of their policy strategies. As figure 7 shows, only those who have indicated they participate are given more detailed questions. This is very surprising, as since 1999, there has been a focus on hard to reach groups through social inclusion policy in Scotland. (Scottish Government, 2008, p.10) . This is within the national outcome of creating an 'inclusive Scotland'. Despite this strong policy focus on non-attendees, the SHS has never targeted them for more detailed questions around their motivations or barriers to participating. To adequately fulfil these policy expectations, new questions would need to be placed in the SHS that specifically explore non-participants. Without these, local authorities and cultural services would find it difficult to gain in-depth knowledge on non-participants. Demonstrating how they are fulfilling this particular Scottish Government outcome is a difficult challenge.
Comparing other Surveys
It is clear that the SHS is a rich source of information about cultural participation in Scotland, especially regarding those who have participated in or attended a cultural activity in the last 12 months. However, local authority data is less well provided in the Culture and Sport Module and data on non-participants is lacking. This section explores other surveys to see if they have solutions to these challenges. In order to identify the suitability of other surveys and to learn from them, three criteria have been used. Firstly, whether the data in the survey in question is contemporary?
Secondly, whether the data is appropriate (i.e. valid and representative) for Scotland?
Thirdly, whether the data examines the adult population? It is also necessary to compare the survey design and content. The ESDS Data Archive is a major source of information on available survey data resources. The term "culture" can be misleading with many surveys containing aspects of culture that relate to: This inconsistency has already been noted in the cultural sector, with Madden (2005, p.299) observing that there is a general 'sloppiness' in statistical comparisons.
Furthermore, there have been questions raised regarding overall quality of data generated in the cultural sector and whether it has ever been used constructively in regards to policy (Selwood, 2002a (Selwood, , 2002b (Selwood, , 2006 . Thus, although the SHS is a rich source of statistical information there are questions regarding its comparability to other surveys and the overall quality of the data it generates. Furthermore, the relationship between data and its impact on policy making within the cultural sector is much more complicated than the overall lack of evidence.
Other surveys can be compared with the SHS in the UK. These can highlight any potential improvements to the SHS as it currently stands. The culture Module was firstly designed to be compatible with the Taking Questions like the one above also give more insight in how to attract non-participants. could easily be applied to non-participants. This could give useful insight for cultural services and local authorities as they try to attract and cater for hard to reach groups.
Useful questions including in the Scottish

England
There are more large scale data sources available in England. Keaney (2008) describes available data sources in England, in particular the Taking analysis. This could be replicated with the large sample size of the SHS were it not for the lack of "low culture" outcome variables mentioned. This is relevant to policy makers as there are few multivariate analyses of cultural participation.
Peripheral Information in Scotland and England
Another major resource which has cultural indicators that could be helpful to the SHS is Growing Up in Scotland (Scottish Centre for Social Research, 2010) . This is a longitudinal and cross sectional study of children in Scotland started in 2005/2006. 8,000 children were initially involved (including 5,000 babies and 3,000 toddlers)
selected from a sampling frame of child benefit records. The sample was stratified by randomly selected datazones (small geographical areas) based on region and deprivation. It is a birth cohort study with the principal areas of interest being childcare, education, social work, health and social inclusion. There is a small aspect devoted to questions about cultural exposure as a child which may be of relevance.
The parent of the child is asked whether the child has been to: the library (not including the school library); a live performance such as a musical concert, play or pantomime; a swimming pool; an art gallery, museum or historical site; a zoo, aquarium or farm (not including cases where the child lives on a farm); the cinema; athletic or sporting event in which s/he was not a player; a religious service or event;
or none of these. The parents are then asked for each of the listed categories, how often in the last 12 months they had been and who the child went with. These questions are quite simple but might be useful in the future for identifying childhood exposure to the arts as the survey develops.
The Growing Up in Scotland survey is very similar to The Millennium Cohort Study (Hansen et al., 2010) . This is a UK wide longitudinal study of 14,000 children born In conclusion to this section, the comparison of alternative surveys containing cultural information in Scotland (and other UK countries) has demonstrated that improvements can be made to the questions within the SHS. This is particularly important with respect to the policy objectives of the measurement of Scotland in culture. Exploring different questions on culture throughout the UK has also shown the various understandings of culture, participation and cultural activity.
The Varied Definitions of Culture
It is important to note here that there are issues in defining culture. Problems are also linked to what counts as a cultural activity. Williams (1979, p. 87) shows that 'culture' is one of the most complicated words in the English language and is used in different disciplines for incompatible trains of thought. He shows it can now stands for intellectual, spiritual, aesthetic development, a particular way of life or working practices and work for creative activity. Also, the definitional debates around culture have always circled around the idea of 'high' and 'low' culture. They are influenced by educational achievement, occupation, family background and of course social class (Bourdieu, 1984) . Positions and relationships within the cultural field are dominant or subordinate by virtue of access to different types of capital which are at stake in the field (Bourdieu, in Jenkins, 1992) . Griswold (2008) in particular outlines the distinction between 'high', 'elitist' culture and 'low', 'mass' culture. The former refers to serious literature, the performing arts, art galleries, museums that are viewed as fragile, sacred, in need of preserving. The other is linked to mass production for 'others' and often linked to the market and profit making, attributing it with less importance than 'art for art's sake', which 'high' culture aims to embody. 'Popular' culture is another, but more optimistic, form of 'mass' culture representing the nonelite majority (Griswold, 2008) . Cinema attendance could be classed as 'pop' or 'low' cultural activity -this raises the question of whether the high number of people going to the cinema feeds into overall cultural attendance figures and thus helps justify overall funding for the 'arts'? Featherstone (1991) , however, highlights that the distinction between high and low culture has diminished with the way culture has become integral in everyone's lives. The argument, however, still remains much contested. Although this division has been reproved and refuted for a long time, it still prevails when defining culture (Griswold 2008) . Overall, when the SHS measures cultural participation and attendance, there are many activities some would not consider as a cultural activity. This distinction is more important when highlighting that reading and cinema attendance take up nearly half of participation figures. For example, reading -the main cultural activity recorded in the SHS -is only one small part of the current definition of the arts offered by the Scottish Government, which includes:
"Performing arts (music, drama, dance, opera) , the visual arts (painting and drawing, photography, sculpture, architecture, design,), literature (creative writing, storytelling, reading), community, ethnically-oriented and traditional 
The Scottish Household Survey as a Policy Tool for Cultural Activity
The above sections have shown the uses and the challenges that relate to using the SHS to inform current Scottish policy. However, the cultural sector has always been set in a context of disconnection from policy (Bennett & Mercer, 1998) . This may be because there are concerns around definitions, clarity and methodology regarding the evidence base on the impact of the arts (Belfiore & Bennett, 2007) . McCall (2010) suggests that cultural policy makers, including MSP's and civil servants in Scotland, advocate the instrumentalist value of culture but place it as a low policy priority.
Gray (2006) also shows that there are several challenges for the cultural sector including:
 The absence of a clearly defined arena of action;
 A lack of political significance for the cultural policy sector;  The fragmented organisational universe that it operates within;  A variation in geographical scale that it operates within;
 The effectively reactive, rather than proactive, nature of the policy development that it involves.
The increasingly instrumental view of current cultural policy has been noted in both a UK and Scottish context (Gray, 2007; McCall, 2010) . Gray (2007) calls this a process of policy 'attachment' within the cultural sector. This is where cultural services are employed to fulfil outcomes that are not 'traditionally' cultural in nature (such as creating a healthier Scotland). In an outcomes based policy approach the instrumentalist view of policy is more prominent, as delivery is set around expected changes and actions under one overall economic purpose (so everything is a tool to work to this purpose). For the cultural sector, this is even more prominent due to the omission of specific higher-level cultural outcomes.
Despite the issues in the sector, there are a significant amount of studies building up an evidence base for the arts. For some summaries, Ruiz (2004) and Galloway (2008) offer literature reviews around the impact of culture and the arts on society. Galloway  The Module has good detail but needs questions which provide more detail about non-participants and potential levers for encouragement;
 The data curation and metadata could be improved.
Overall, there are general difficulties measuring 'culture' but the SHS provides adequate national data for Scotland on cultural participation and attendance.
However, a challenge is posed when regarding the policy context. The SHS cannot provide local level information on the topical level used in the cultural and sport
Module. It also provides limited data on non-participants. This creates complications in providing local authorities with specific evidence to help them show how they are fulfilling the NPF. Other surveys have shown minor improvements in the wording of questions but ultimately none of these sources help provide information at a local level. A more creative solution and reference to local contexts is needed.
Conclusion
Overall, the SHS and the Culture and Sport Module provide useful general information for cultural participation and attendance. The SHS, however, has serious challenges as it existed before the current Scottish Governments economic agenda.
An outcomes-focused approach is a new strategy for Scottish policy and needs general development for frameworks that allow for measurement. The SHS cannot
give full information on how culture can fulfil the National Performance Framework.
This is not to say its value is diminished for generating cultural statistics. The SHS is the key survey to do this. It is important to remember that it is a survey data resource and not an audit tool for measuring service use. The survey could be improved to assist in this capacity without spoiling the continuity of previously collected measures.
To make it more relevant, further questions for non-participants (a notoriously hard group to generate data for) could be adopted. Better questions would include improved levers and motivators for participation/non-participation and attendance/non-attendance. These could be included alongside existing measures for comparison with previous years of SHS data to ensure continuity. but it is worthy of consideration within a wider Scottish data strategy (see Gayle, Playford and Lambert 2008) . It is recognised that it may not be necessary to fulfil the goals described in the NPF.
The issue with local authority data is not as easily tackled. Due to the costs of increasing sample sizes to allow for robust local information, we suggest a different methodology could be taken with local authority data. On the other hand, local authority plans to vastly cut cultural provision may also have an effect. There have already been cuts throughout Scotland, with the Highlands being hit the hardest (McCracken and Millar, 2011) . Some local authorities are potentially planning to cut their arts budgets by completely (McCracken, 2010) . In the absence of longitudinal data, the SHS is best placed to monitor participation and also investigate the causal links and impacts of future changes.
Overall, the SHS is an excellent data resource and as it is reviewed, care must be taken to not lose or limit the data. The loss of questions observed over time is detrimental to the process of measuring cultural participation in Scotland. However, new approaches need to be found that are more in tune with the current outcomes focused agenda of the Scottish Government. Most importantly, local authorities need to be able to access or generate information that links them to the National Performance Framework to allow them to help justify cultural provision. In today's climate of cuts, this is an even more important argument for cultural services to be able to make. Steps could be taken to ask better questions and focus on nonparticipants. Also, a more integrated approach with local government would be the best way forward. Linking up local and central government along with other cultural bodies' information would be a step in the right direction to generating a full picture of cultural provision and participation within Scotland.
1. There are four principle questions in the SHS main section regarding cultural participation, attendance at cultural events and the frequency of both in the last 12 months. For each of these 4 questions there are then a list of activities and events (for full details see Scottish Government 2009a) . Seventy questions on the topic were asked in the SHS Culture and Sport module (Scottish Government 2009b) . Thus the main section of the SHS can offer better representative data with more cases, while the Module offers better topical detail. The analysis of the main section of random adult interviews was based upon 24,615 interviews conducted over 2007/2008. In practice, respondents providing data for cultural analysis was 19,532. In the Module, the number of similar respondents was 6,763. The SHS is a multi-stage stratified sample starting with disproportionate stratification by local authority to ensure the sample size is sufficiently large within local authorities to permit analysis at this level. Within mostly urban local authorities, sampling is un-clustered. In rural areas, sampling is clustered due to the cost in interviewing over large distances. Within households interviewed, a random adult is selected (see Scottish Government, 2009a) . The random adult data used in this paper is weighted to correct for disproportionate selection by local authority and difference in probability of selection within household. The addresses selected are further randomly assigned into subsamples or 'streams' numbered 1-10. For 8 of these streams only the main survey questions (i.e. without Culture and Sport questions) are asked. The remaining 2 streams are asked both the main set of questions and those contained within the Culture and Sport Module.
2. National Statistics Socio-Economic Classification (NS-SEC) is recorded in the SHS but unfortunately the proportion of missing data is high (nearly half, 10,692 random adults responded to this question). The figures are therefore reported (see figure 6 ) but SIMD is anticipated to be a better indicator of material circumstances (in the SHS). This is unfortunate as occupational information provides a good indication of lifestyle, potential working conditions and affluence. SIMD is a complex variable constructed using multiple indicators at multiple-levels. The association remains similar to SIMD but with a marked difference between managerial, professional and intermediate occupations and other occupational groups, which is of potential interest to researchers (especially with regard to Bourdieu's work). It must also be noted that the missing data in this measure may be differential (i.e. greater likelihood of non-response by NS-SEC category) and this may influence the outcome. what has to be achieved rather than how it is to be achieved. This approach will be supported by the move away from micro-managing local government services nationally, evidenced already by the removal of ring fenced funding and separate reporting arrangements and the commitment that the Scottish Government to work with local government to streamline the regulation of services and to reduce the burden of audit and inspection through implementing the Crerar Review. Specifically, the Concordat is based on:  Single Outcome Agreements (SOA);  Reduction in ring-fenced funding;  Streamlining bureaucracy and reporting requirements;  Retain efficiency savings; and  Commitment of no reform of local government structure during the term of the current Parliament For the full agreement follow this link: http://www.scotland.gov.uk/Resource/Doc/923/0054147.pdf
